A critical analysis of the causal factors for concentration of power within a municipal organization and its impact upon the budgetary process, 1976 by Best, Hazel O. (Author) & Young, Dan P. (Degree supervisor)
ABSTRACT
Department of Public Administration
B.S., A & T State University Best, Hazel Odessa
Greensboro, North Carolina
Topic: A Critical Analysis of the Causal Factors for
Concentration of Power within a Municipal Or¬
ganization and its Impact Upon the Budgetary
Process
Advisor: Dan P. Young
Thesis Date: December 1976
Master's Degree Conferred: May 1977
During a one-year internship placement with the
Department of Finance in Atlanta City Government, a number
of problems were observed. These observations were devel¬
oped into a problem, which is presented in this paper as a
critical analysis of the concentration of power that
presently exists within the City of Atlanta's Finance Depart¬
ment. The study involves an indepth analysis of the causal
factors surrounding this concentration of power, particularly
within the hands of the incumbent Commissioner of Finance.
The duties and activities of the Commissioner and the
Department of Finance are set forth in the Reorganization
Ordinance of the City of Atlanta. But, it has been observed
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by the writer that there is an inordinate exercise of au¬
thority by the Conunissioner of Finance.
Organization theory and administrative behavior play
definite roles in the analysis of authority. Lines of au¬
thority are crossed by the Commissioner of Finance, and
until recently with the report of the Reorganization Task
Force Phase II, these actions by the Commissioner have not
been formally questioned. The power bases aligned by the
Commissioner are broad and encompass not only some of the
membership within the City Government Bureaucracy, but also
forces outside this structure.
The analysis, hopefully, provides a more thorough
understanding of the cause and effect of such an immense
concentration of power at this level of Atlanta City Govern¬
ment .
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INTRODUCTION
Scope of the Study
The structure of any refined and efficient organi¬
zation should be such that the proper utilization and
dissemination of information is paramount. It should run
as smoothly as a top-rate assembly line, disallowing any
kinks or malfunctions in the operational processes.
The organizational structure of the City of Atlanta
should adhere to the above premise if it is to serve its
citizens in the most effective and efficient manner. The
purpose of this paper is to focus upon and analyze the
general budgetary process of the City and its impact upon
the concentration of power within the Department of Finance.
As an active participant-observer within the City's
Finance Department for a period of approximately one year,
the writer has gained much insight into the daily operations
of the Finance Department of Atlanta City Government. Ihe
disciplines of political science and public administration
indicate that the fiscal management division of any organi¬
zation, whether public or private, wields a strategic sense
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of power within that organization. And, there are inherent
problems in municipal fiscal management (excluding resource
availability) that tend to commence at the level of dele¬
gation of responsibility and authority.
Through observation of and participation in this
process for a period of one year, a basic problem was noted,
namely, that of improper dissemination and utilization of
information, with regard to budget decisions, whether within
or without the Department of Finance. This problem is exac¬
erbated by the "concentration of power" into the hands of
the few decision-makers.
Areas to be addressed in this study are: the rela¬
tionship between the Finance Department, Office of the Mayor,
and other City Departments; the proposed reorganization plan
and its effect upon the Department of Finance; an extensive
analysis of the concentration of information and power in
the Department of Finance of Atlanta City Government; a
systematic analysis of a standard budgetary process; and an
objective review of how local budgetary decisions are made.
It is thus the overall purpose of this research endeavor to
explore the existing problem as observed, the impact that
such problems have upon the decision-making process, and to
offer a rationale for their solution.
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The Research Methodology
Much of the data utilized in this study was gathered
from an empirical point-of-reference. The method is based
most specifically upon the exploratory concept of observing,
investigating and formulating. The dominant means of infor¬
mation gathering has been that of participation/observation.
This method of research was selected over others for several
reasons. First, the writer's on-the-job placement within
the Finance Department allowed for a first-hand opportunity
to ascertain knowledge, while simultaneously observing orga¬
nizational and administrative behavior. Second, the
participant-observer type research method yields the best
possible benefits for the analysis of problems, specifically
those related to the behavioral sciences. And, finally, the
length of placement within the agency provided a means by
which participation and observation could be extended over
a period of one year. During this period the writer devel¬
oped a more indepth knowledge of the problems and processes
under study.
Public Administration, a relatively new discipline,
involves a great deal of knowledge of human interactions,
as well as policy procedures. A broad understanding of public
budgeting systems also becomes imperative to scholarly
4
analysis of dissemination of information in the formulation
of public policy. Along these same lines is the necessity




In order to better understand the overall aspects of
this paper (the municipal budgetary process and the local
municipal budgetary decision-making process), it becomes
necessary to gain additional insight into the municipal or¬
ganization structure. Historically, municipal organizations
date back many years. Traditionally, the municipal organi¬
zation has been vertically structured, and much of this
tradition still holds true of municipal organizations today.
The Atlanta City Government structure is no exception. In
order to better appreciate the present bureaucratic struc¬
ture of Atlanta City Government, it is important to look at
certain past political and demographic developments relative
to the City's progress.
Atlanta began to grow into a thriving metropolitan
area only after it was r^uilt following the Civil War. In
1900, Atlanta's population stood at nearly 100,000 and by
1960 was over 400,000. The black population grew from
thirty-eight percent in 1950 to fifty-one percent in 1970.
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This is indicative that the political machinery of the City
was also subject to change, by virtue of the size of the
eligible voting population at large. During the 1960's, the
City's two best organized groups were the business and black
communities. It was apparent at this time that the business
community, led by the Chamber of Commerce, held a commanding
political advantage over the black community.^
Atlanta has distinguished itself as a thriving
regional city by virtue of its strategic location. It has
been noted that straight lines drawn on a map from New York
City to New Orleans and from Chicago to Miami would cross
just north of Atlanta, thus making it a strategic crossroads.
This factor, along with the rapid increase in population has
steered Atlanta in what has been termed a progressive di¬
rection. But, in a city where well over half the population
is black, the corporate business interests still influence a
major portion of the significant public policy decisions.
Looking further into present Atlanta City Government
structure, one finds that just prior to the election of
Maynard Jackson as mayor, the General Assembly passed a New
City Charter for Atlanta in 1973. In essence, the new
^John P. Kotter and Paul R. Lawrence, Mayors in
Action (New York: John Wiley and Sons, 1974), pp. 143-74.
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charter changed Atlanta City Government from one of a weak
mayoral system to that of a strong mayoral system of govern¬
ment. The New City Charter provides for a separation of
executive responsibilities under the Office of the Mayor and
all legislative duties within the responsibility of a
nineteen-member council. The nineteen-member council is
comprised of twelve district members, six at-large members,
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and the president of the council. One could speculate rea¬
sons for the adoption of a new charter for the City of Atlanta,
especially with the recent population shift, but whatever the
rationale for the adoption of the new charter, no one could
logically anticipate that the forthcoming "strong mayor"
would be black.
Looking even further into this analysis, it becomes
imperative to have an exact understanding of the present
bureaucratic structure within the City of Atlanta. With a
thorough understanding of this structure, there is a basis
for an analysis of disseminating information with regard to
the concentration of power among given individuals. Addi¬
tionally, understanding the structure of Atlanta City
Government offers a framework for analysis of lines of
^Atlanta, City Charter (March 1973), p. iii.
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authority and responsibility within this bureaucracy.
The central government structure for the City of
Atlanta places at the top of the hierarchy the Office of the
Mayor. Within the Office of the Mayor is the Chief Adminis¬
trative Officer. There are nine departments within the City.
Each department consists of two or more bureaus. (A struc¬
tured organization chart of the City is included in
Appendix A.) It is necessary to become knowledgeable of
this structure in order to better understand the position of
the Mayor in relation to the other administrative depart¬
ments of City Government. Of paramount importance to this
study is the actual structural organization of the City of
Atlanta's Finance Department.
The Department of Finance is one of the major
decision-impacting divisions of Atlanta City Government. It
is headed by the Commissioner of Finance, Mr. Charles Davis.
And, within this department are four bureaus: Treasury,
Licensing, and Employee Benefits; Management Systems; Finan¬
cial Analysis and Auditing; and Accounting and Budget Admin¬
istration. The present organization of the City's central
government places an enormous degree of power or control
9
3
within the realm of authority of the Department of Finance.
This power extends even further under the hands of the pre¬
sent commissioner to such areas as Personnel, Purchasing,
Airport Administration, matters before the State General
Assembly, and certainly the business community via banking
relationships and ties to the local Chamber of Commerce.
The Finance Department being one of the most sensitive and
important ones within the bureaucracy, it is so organized
as to contain bureaus which have functioning responsibili¬
ties which pervade nearly every aspect of governmental
activities. There should be close rapport between this
office and other city offices, specifically that of the
Office of the Mayor, so as to facilitate a smooth and rep¬
resentative budgetary process. But circimistances of
politics and/or organization dictate something of a somewhat
different nature. Certain theories of organizational
behavior indicate that the manager, in any particular phase
of administration, upon assuming the position, may make
strategic personnel changes in order to better assure the
type of policy initiative most favorable to his own. The
present commissioner follows the particular theory expressed
3
Atlanta, Georgia. Atlanta Reorganization Task
Force (July 1976), p. 48.
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above. Though appointed to the top position in Finance
under a previous mayoral administration, the present commis¬
sioner over the years has developed his own style of policy
initiative and administration. The commissioner manipulates
the positions of his bureau heads each year. This relates
specifically to a later section of this paper involving the
control of information and concentration of power within
the Department of Finance.
The Commissioner of Finance also serves as secretary
of the City Council Finance Committee. His expertise is
necessary to the adoption of sound financial and budgetary
policy for the city. He and his office must, therefore,
provide the Council and the Office of the Mayor with a total
and accurate scope of the City's financial situation. In
essence, he holds the peculiar position of possessing a
dual reporting role to both the executive and legislative
4
branches of Atlanta City Government. This department holds
the purse strings of the City and thus sustains a power base
unlike any other within the City.
The present organization structure of the City of
Atlanta places an excessive amount of control within the
^Ibid.
11
hands of the Finance Department and its commissioner. The
present City Charter adopted by the Georgia General Assembly
in 1973 provides for a comptroller or chief fiscal officer
to serve four-year terms.^ The Finance Department and its
commissioner have been charged with numerous functions and
responsibilities, which are as follows:
(1) Provide system analysis, computer programming and
operation of electronic data processing equipment
for the purpose of furnishing data process services
to all branches of City government and all agencies
of the City subject to priorities for computer
usage as established by the Department of Budget
and Planning?
(2) Maintain all general accounts of the City govern¬
ment? prescribe, install and implement accounting
systems of the City government and its respective
branches, departments, offices, boards and commis¬
sions and other agencies thereof? audit, verify
and process payment of all disbursements of the
City, and maintain an original and official copy of
all contracts and leases entered into in which the
city is a party?
(3) Administer the payroll of the City of Atlanta, the
financial and accounting aspects of the pension
systems and benefits, insurance programs and the
credit union?
(4) Maintain liaison with the Department of Administra¬
tive Services to furnish information concerning
pension systems and benefits, insurance programs
and the credit union? provide fiscal information
data and requirements for pension, life insurance,
and other benefit programs?
^Atlanta, City Charter (March 1973), p. Ed. 2-1.
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(5) Monitor assessment and receipt of returns on taxable
property; collect revenues, including receiving and
taking custody of all monies and fees owing to the
City whenever any person, firm or corporation is in¬
debted to the City; keep proper books containing a
full and accurate account of all monies received and
disbursed;
(6) Examine and audit accounts and financial transactions
of all officers, branches, departments, boards,
offices, commissions, and other agencies of the
City;
(7) Administer the treasury functions, including the
custody and investment of funds;
(8) Conduct continuous studies and analyses to identify
and secure new sources of revenue in conjunction
with the Department of Budget and Planning;
(9) Administer all licensing procedure applicable to
persons, firms and corporations engaged in a business,
occupation or profession (but excluding such permits
and licenses as are specifically issued by other
departments) and enforce the business license
ordinance;
(10) Gather fiscal information and data for the prepara¬
tion of the capital improvements program and the
operating budget; provide such information to the
Budget and Appropriations Committees, the Council
and the Department of Budget and Planning;
(11) Develop and issue budget manual prescribing forms,
procedures and instructions for preparation of the
annual operating budget and capital improvements
program; provide assistance to and receive inputs
from departments in the budget preparation process;
conduct budget hearings and analysis; aid in manage¬
ment and legislative review; revise estimates and
prepare budget and capital improvements programs
documents;
(12) Prepare allotment schedules and personnel controls;
review and recommend action on budget changes and
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modifications; review monthly-quarterly performance
reports with departments, the Mayor and the Chief
Administrative Officer; prepare performance report¬
ing system for the Mayor depicting progress in
carrying out budgeted work programs, objectives and
activities;
(13) Provide management assistance to departments; con¬
duct studies of procedures, processes, and work
methods and assist in the development of performance
and impact measurements;
(14) Develop bond formulas, issuance of bonds, and debt
administration;
(15) Provide fiscal information data and requirements on
the lease of City facilities and negotiations and
make recommendations accordingly;
(16) Provide fiscal information data and requirements on
legislative matters affecting the City at the State
and Federal levels and make recommendations
accordingly;
(17) Bond issuance, including financial planning there¬
fore, financial lease analysis or negotiation, and
financial legislative fiscal analysis.^
A new reorganization plan was developed by the
Atlanta Reorganization Task Force named by the Mayor in May
of 1976. This Task Force was charged with the responsibility
of studying the two-year old organization structure to
determine its effectiveness and efficiency. This second
task force (the first was named in 1974 by the Mayor to
develop the present City organization) was composed of eleven
^Atlanta,
pp. 17-20.
"Reorganization Ordinance," (March 1976),
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members. Five of the members represented City employees and
six represented the business community, provided through the
Atlanta Chamber of Commerce Loaned Executives Program. The
Task Force based its recommendations upon findings gathered
from operations in City government over the past two years.
Its recommendations with regard to specific departments were
not directed toward the particular individuals heading these
departments, but rather toward the end of assuring that each
department maximized its potential for good and efficient
management. A number of departments within City government
have been proposed to undergo alterations by the recommen-
7
dations of this Task Force. (The proposed organization
structure is contained in Appendix A.)
The specific department of City government under
study here is that of Finance, so it becomes feasible at
this point to review and analyze the proposed reorganization
plan for the Department of Finance. This may be attribut¬
able to the expertise of the present commissioner. Still,
the department has been recommended to undergo significant
changes through proposed reorganization. Most of the recom¬
mendations deal specifically with management controls. The
7
Atlanta, Georgia, Atlanta Reorganization Task Force
(July 1976), pp. 1-4.
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Department as is presently set up, wields enormous power and
control. The proposed reorganization plan in essence, will
weaken the control of this department, placing more of its
controlling factor within the office of the executive. The
six basic recommendations set forth below change this depart¬
ment's responsibilities and should serve to diminish its
power;
(1) Elimination of a dual reporting role by the Finance
Department. It will report solely to the mayor,
and not the Council. The Council in turn will be
provided with its own financial analysis support
staff.
(2) Decision-making for the Department of Aviation
should be assumed by that department and not
Finance.
(3) The Budget and Research staff should be merged with
the Bureau of Budget Policy and Evaluation staff in
order to eliminate the present duplication of
functions.
(4) Clerical budget administration functions should be
delegated to staff in the division of Accounting
Services and removed from the duties performed by
the analysts.
(5) The Bureau of Management Systems should be trans¬
ferred to the Office of Administrative Support to
better serve data processing functions for all
city departments.
(6) The formation of a Data Processing Steering Com¬
mittee should evolve composed of representatives
from the current and proposed major users of data
16
processing, in order to assure that data processing
services are allocated on the basis of need.®
The above synthesis of the municipal organization
structure, specifically Atlanta City Government, is vital to
the forthcoming analysis of communication and the concen¬
tration of power in the Department of Finance. It is the
foundation upon which a strong analysis of information flow
and the dual role played by the Department of Finance is
built. But first, a systematic review of the general bud¬
getary process will be outlined to enlighten the reader as
to the intricacies of budget policy formulation, and aid
him in better comprehension of the importance of budget




A GENERAL VIEW OF BUDGET FORMULATION
In order to fully comprehend the importance of the
position held by Atlanta's Commissioner of Finance, it is
necessary to grasp the importance of the budgeting function
as a dynamic process which seems distant to those who are
somewhat isolated from its inherent professionalism. The
word finance comes to us from the French, whose original
meaning was the payment of a ransom. The meaning has
changed somewhat drastically over the years. The finance
function itself has come to mean "the application of skills
or care in the manipulation, use and control of money.It
has also taken three different approaches: the cash approach;
the traditional approach; and the contemporary or problem-
centered approach. The cash approach is somewhat self-
explanatory, in that any business or operation ultimately
^Leslie P. Anderson, Vergil V. Miller, and Donald L.
Thompson, The Finance Function (Scranton: Intext Educational
Publishers, 1971), p. 2.
17
18
deals with cash management. The traditional approach, on
the other hand, views finance as chiefly concerned with
raising funds. This may very well be applicable to a munic¬
ipality, in that much of its energy is expended seeking
untapped revenue sources. In this approach, the chief
concern of finance is held at obtaining funds as well as
2
optimizing the use of these funds.
The above definitions of finance and the finance
function may very well be applicable to almost any organi¬
zation. But, public budgeting takes on certain identifiable
characteristics. Public Budgeting Systems have been defined
by Lee and Johnson as "systems for making choices about ends
3
and means." The very term "making choices" suggests a
political orientation to the public budgeting process. The
budgetary process in the public sector is different from
that of the private sector in several ways. First, in the
public sector resources are bound only by the number of
resources in the society at large? whereas in the private
sector these resources are limited. Another factor
^Ibid., pp. 2-10.
3
Robert D. Lee, Jr. and Ronald W. W. Johnson, Public
Budgeting Systems (Baltimore: University Park Press, 1973),
p. 1.
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characterizing public budgeting systems is the non-profit
motive. Private organizations can measure their productiv¬
ity by their profit margins. Public budgets allocate funds
for projects for the good of the general public, not neces¬
sarily measurable in dollars and cents. These goods
provided by the public bureaucracy are normally for general
consumption. Other characteristics of public budgeting sys¬
tems include the undertaking of services that are
intentionally inefficient, such as social security and
welfare programs; a certain control of the economy; a
clientele that cannot dissociate itself from the governing
body; and a less centralized decision-making process. All
these factors play an important role in public budgeting
systems.
Developed from the concept of public budgeting are
three theories of decision-making. The first of these
theories is the pure rationality theory. It includes some
orderly, logical steps beginning with an outline of organi¬
zational goals ranked by priorities. Second, there should
be an indication of all possible alternatives, the cost of
each with regard to anticipated benefits, and certain
judgments are made relative to which is nearest to satisfying
the goals and values of the individual. The alternative
20
meeting the highest benefits is selected over the other.
This model is highly technical and sometimes makes assump¬
tions that are not always true. This factor alone limits
its applicability.
Second is the theory of muddling through which
utilizes the concept of bargaining to accommodate diverse
interests. It sees the process of decision-making as some¬
thing other than a technical and mechanical process as
described by the pure rationality model. Decision-making
is viewed as a process of piecing together and adjusting
existing practices in order to promote agreement among
participants. The most significant element distinguishing
the muddling through model is the emphasis that is placed
upon the political aspect of budgeting decisions.
The third approach is that of limited rationality.
It is simply a combination of, or a compromise between, the
two theories of pure rationality and muddling through.
Limited rationality utilizes the concept of searching to
find acceptable solutions to problems through methods other
... ... 4
than optimization or maximization.
To further expand the importance of finance in local
^Ibid., pp. 1-17.
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government, specifically Atlanta City Government, it is ne¬
cessary to review the general budgeting process of any
municipality, for it involves an intricate channel of events
that tend to bring together a number of processes, including
those of a political, social, and economic nature. And, the
procedure itself has been labeled with three main purposes.
These three are financial control, management information,
and planning and policy implementation. Financial control
is basically a mechanism by which a municipality can stay
within specified legal mandates as to amounts and purposes.
Management information is a mechanism by which administrative
controls can be held accountable for all expenditures and
activities or programs. It becomes a necessary vehicle for
assuring that tasks are properly accomplished within legal
authorization. Planning and policy implementation is a
vehicle for carrying out goals and objectives of the orga¬
nization through the budgetary process. It utilizes such
recent methods of management and administration as Planning-
Programming-Budgeting Systems, policy analysis, and perfor¬
mance budgeting. Budgeting and Planning has taken a front
seat in recent years in the administration of local
22
governments
A budgetary process can easily be understood in the
context of systems analysis. It is in the complex social
systems that organizations, individuals and their values
play an intricate role in the budgeting process. Each of
these elements must act in accord with the other if effec¬
tive communication is to occur. But, in the budgeting
process, not each interacting part will have the same
authority as the related components. One of the most dis¬
tinguishing characteristics of a budgetary system is that
change induces a ripple effect. If one part of the system
were to change, other parts would also be altered.^
There are several bases for the budgetary process.
Aronson and Schwartz point to six in Management Policies in
Local Government Finance. The first of these is the histor¬
ical base, which takes one back to the "bougette" of the
British Parliament. The premise here was that Parliament
should control the monarch. At this point, there were few
methods of accountability for funds and expenditures. Then,
5
J. Richard Aronson and Eli Schwartz, Management
Policies in Local Government Finance (Washington, D.C.:
International City Management Association, 1975), pp. 63-64.
0
Lee and Johnson, Public Budgeting Systems, pp. 17-21.
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in the Glorious Revolution of 1688, a vehicle for budgetary
accountability began to take shape. But, it was not until
the late nineteenth or early twentieth century that budget¬
ary reform in the municipal governments in the United States
began to take place. Municipal budgeting and administration
began to be taken more seriously. Not only was accounta¬
bility in budgetary procedure being stressed, but also
feasibility of program and expenditures. Itemized budgeting
became a part of the budgetary process as a means of curtail¬
ing the corruption that was generally associated with lump
sum appropriations. This system was much more rigid than
the previous system, but tends to provide less management
information to managers and administrators.
The social base for budgeting is not as quanifiable
as other bases for the budgetary process. It is important
though, to consider the basic social and demographic factors
which make up the community around which the budget is to be
centered. Though it is difficult to measure in dollars and
cents, the value of such program budgets as crime prevention,
community relations, or senior citizens programs, it is of
considerable importance to the chief financial manager or
officer of the given municipality. For, it is through
proper or desirous budgeting for such social, ethnic or
24
demographic factors that the chief executive and/or chief
financial officer of a municipality must make a concerted
effort to fully comprehend the social dynamics of the com¬
munity that he or she serves.
The economic base for budgeting is much like that
of the social base. The financial manager must have knowl¬
edge of the specific economic base of his/her community. In
smaller municipalities where the greater source of economic
dependency lies in one particular industry, the awareness of
the manager need not be so keen as one in a community of
diverse economic interests. In such a case, the burden is
placed upon the financial manager or chief executive to
remain aware of regional and possibly national economic
trends. He must find himself ever cognizant of data given
him with regard to economic interests from public or private
sources. He must be even more aware of the interpretations
that sometimes cloud those data.
A very important aspect of budgeting is the politi¬
cal base around which budgeting converges. For, after all,
the budget is a significant part of all public policy. And,
it is most essential to create public policy that is
representative of the community as a whole. The politically
involved person may either be an elected official or a
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representative of some special interest groups. The chief
financial officer has a responsibility, along with the
governing body to facilitate the needs of the majority of
the citizenry within the budgeting process. He must possess
a keen awareness of those forces that generate the political
power of the community, while simultaneously being aware of
the representative factors and the special interests. The
political base combines all the aforementioned bases together
and it becomes a matter of skill and perception for the finan-
7
cial officer to reflect these factors within the budget.
A necessary part of the budgetary process is the
legal base upon which the budget is built. This is the most
precise of the bases of which the financial officer must be
aware. The constraints may range from those provided within
the United States Constitution to those of the states and
local governments. But, there are twelve goals included in
the legal base in the budgetary process, as outlined by Moak
and Killian in A Manual of Techniques for the Preparation,
Consideration, Adoption, and Administration of Operating
Budgets:
7
Aronson and Schwartz, Management Policies in Local
Government Finance, pp. 62-67.
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(1) Require a systematic consideration of expenditure
proposals;
(2) Require that authorized expenditures to balance by
revenues or other available resources;
(3) Limit expense incurred to the amounts stipulated
in the budget, either in original or amended form;
(4) Fix the responsibility of various offices and
agencies for the performance of specified aspects
of budgeting;
(5) Establish portions of the budget calendar ordinarily
by prescribing the data by which, or the period in
which certain aspects of work in the annual budget¬
ing cycle shall be completed; the date for completion
of the cycle should be set at some time before the
beginning of the fiscal year;
(6) Require publication of the proposed budget and
public notice of the budget and legislative hearings
thereon;
(7) Determine some aspects of the form in which the
budget of proposed expenditures shall be presented;
(8) Guarantee to citizens and taxpayers an opportunity
to be heard on both the expenditure and revenue
portions of the proposed budget prior to adoption
of either;
(9) Require suitable accounting of public funds;
(10) Require publication of annual reports of financial
transactions;
(11) Regulate various aspects of the creation and dis¬
charge of public indebtedness, and
Q
(12) Require and audit of financial transactions.
. L. Moak and K. W. Killian, A Manual of Techniques
for the Preparation, Consideration, Adoption and Administration
of Operating Budgets (Chicago: Municipal Finance Officers
Association, 1973), p. 22.
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The final basis for budgeting is that of finance.
This is the most constraining of the six bases. The balance
of revenues and expenditures is generally what makes up the
budget. Just as with the economic base, the financial
officer must remain astute and aware of the complex finan¬
cial picture, which is constantly changing. This contrib¬
utes to general managerial efficiency.
Most literature addressing budgetary procedures
identifies eight basic steps in the process. These eight
steps are; (1) setting policy, (2) estimating expenditures,
(3) reviewing estimates, (4) estimating revenues, (5) fore¬
casting, (6) preparing the budget document, (7) review and
adoption, and (8) execution. A typical budget cycle may run
from July to January. On a typical calendar, the cycle may
appear in the following form:
July; Budget request forms should be distributed
to various departments from the budget
office, with a policy statement attached.
August; These request forms should be returned to
the budget or finance office and analysis
and review should begin. Note that at this
point the Mayor and chief financial officer
should be working closely together to set
priorities within the budget.
September 1; The final budget is submitted, in
which the Mayor meets with the respective
department heads and resolves disputes
between these departments and the budget
office.
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September 15: The Mayor now submits the budget to
the City Council or legislative body.
October 30: Public hearings must have been com¬
pleted and the finance committee of the
council must have reviewed the document
before adoption.
November and December: Tax bills are prepared and
implementation problems resolved.
January 1: The new fiscal year begins, and imple¬
mentation and audit procedures begin for the
prior year's budget.
The months provided for illustration in this partic¬
ular budget cycle may vary according to the locality. For
example, there are nine different fiscal years utilized by
counties in the State of Georgia alone. Nonetheless, the
procedures utilized, though done during varying months of
the year, are basically uniform.
Two elements are most important to budget prepara¬
tion: rationality and credibility. Several questions are
brought to bear in order to insure each: Is the budget
process involving the persons most knowledgeable of the
procedure? Do these procedures provide a mechanism or
channel of information that allows for sound review by
management, the executive and legislative branches? and, do
citizens feel that they will have input into this process?
The budget process should involve sound planning.
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management and control. In allowing for this, the operation
should occur very closely to the mayor or chief executive of
the City. The information is very important at this stage
of the process. It seems that all roads to sound fiscal
policy within a city lead back to the Office of the Mayor
and a good and effective communication process between him-
9
self and his chief financial officer. Again such is not
the case within the City of Atlanta.
The policy setting aspect of the budget procedure
is basically a review of circumstances that may very well
affect the outcome of the final budget. It consists of a
series of reviews. The first, and probably foremost, of
these reviews is the City’s current finances. This is one
of the major constraints within any budget. In the case of
the City of Atlanta, the dominant source of revenue generated
by the City is through the property tax. This is a limiting
factor unto itself, insomuch as revenues generated by the
property tax tend to remain at a fairly constant rate, while
the cost of municipal needs and services are not fixed. To
cover all of the pros and cons of the property tax as a
viable source of revenue for expenditures would entail the
^Jesse Burkhead and Paul Bringewatt, Municipal Bud¬
geting; A Primer for Elected Officials (Washington, D.C.:
Joint Center for Political Studies, 1974), pp. 7-10.
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use of an additional volume here. But this review process is
not exclusively concerned with revenues and expenditures
generated and dispensed within the City itself, but also, in
the role played by external and intergovernmental revenue
sources.
The second review is that of local and regional eco¬
nomic conditions. This stems from the concept of an economic
base for budgeting mentioned earlier in this paper. Here, it
simply becomes necessary for the budget officer and the mayor
to identify those conditions which may have a definite impact
upon the forthcoming budget.
The third review is that of major program changes.
This review also stems from one of the bases for budgeting,
the social base. Changing patterns in community needs and
aspirations play a vital role in determining major program
changes to take place within the budget.
The fourth review process is one of increasing con¬
cern in recent times to budget officers, as well as mayors,
and Atlanta City Government is no exception. That is, the
review of labor relations. Increasing numbers of city
workers are beginning to strike for higher wages. With the
cost of living index increasing each day, this becomes a
plausible kind of concern to municipal managers. Recent
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events with regard to labor relations in the City of
Atlanta are indicative of the kind of concern this review
must generate.
The final stage of review is that of wage and price
levels. Though this review is placed last among the review
processes, this is not to say it is of least importance.
For, with changing prices on certain items in the market
place today, it becomes necessary for budget officials to be
cognizant of the price fluctuations in order to prevent def¬
icit spending.
The second step in the budgetary process is that of
an estimation of expenditures. From an administrative per¬
spective, it is at this level that the actual budget process
commences. For, it is here that the finance officer and
chief executive begin to pull together a more vivid picture
of how the whole of the budget will appear in the final
analysis. It involves the projection of past trends and
the forecasting of new ones, utilizing the practice of goal
orientation and its application for Planning-Programming-
Budgeting-Systems . It is following this procedure that the
budget begins to assume some realistic form.
The whole process of budget policy formulation is a
series of reviews. This third step is simply another review
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mechanism by which the chief financial officer and the exec¬
utive review the expenditure estimates. It is at this stage
that the budget procedure becomes a political and advocacy
process, and, in the case where communications between the
Office of the Mayor and the Office of Finance are not of
the highest caliber, this process can lead to a bitter in¬
ternal feud. It becomes a hammering out process, where
given interests must sometimes give way to the overall good
and interest of the City at large.
The fourth phase of the budgetary process is the
estimating of revenues. This step, though discussed after
expenditure estimates, is actually carried out simultaneously
with expenditure estimations. And, the process is no less
important than expenditure estimates. The revenue estimat¬
ing process takes place within a legal and legislative
framework, and it is extremely important that the revenue
base of the City is sufficiently adequate to support the
budget. The chief financial officer and his staff hold
immensely important roles, for they must determine whether
the existing revenue sources are adequate to cover the
budget projections. Also, one important item of a somewhat
^*^Aronson and Schwartz, Management Policies in Local
Government Finance, pp. 68-74.
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recent nature that plays an influential role in the revenue
estimating process is the budgetary matching or categorical
grants of federal and state governments. These grants be¬
come an integral part of the revenue estimating process of
formal municipal budget procedures. This process, though,
differs from the expenditure estimating phase by the con¬
straints placed upon it, as well as the responsibility of
the financial officers involved in the process.
The step requiring a great degree of skill and knowl¬
edge in the budgetary process is that of budgetary forecast¬
ing. It is most difficult in these times of economic turmoil
and instability to forecast reasonable expenditure and revenue
projections. Budgetary forecasts are commonly done for a
period of four years. These are generally operating and
capital improvement budgets. It is important during this
phase of budget procedure for the financial manager to
consider cost increases and the rising cost of materials and
supplies during the four-year ensuing period.
We now reach the stage of preparing the budget
document. The document carries with it numerous
^^John Alexander McMahon, Municipal Budget and Admin¬
istration (Chapel Hill: Institute of Government, April 1952),
p. 12.
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responsibilities. It may carry with it the stigma of deter¬
mining how many senior citizens will be able to benefit from
City-offered social service programs, or even, how large or
small an individual's paycheck will be in the coming year.
These are grave responsibilities, and must therefore reflect
the work of sound fiscal management. The components that
normally make up the budget document are the budget message,
compiled by the executive and serving as the "State of the
City" address; summary schedules, which provide a documented
source of municipal resources, anticipated expenditure needs,
and anticipated revenues; detailed revenue estimates, which
consist of a breakdown of expected revenue sources; and
detailed expenditure estimates, often considered the justi¬
fication for overall expenditure needs as perceived by ex¬
pected City needs. This could be, and most likely is, the
most powerful financial statement of any municipality.
Nearing the final stage of the budgetary process is
budget review and adoption. It involves a series of steps
requiring City Council consideration, formal public hearings,
adoption of the appropriation ordinance, and other actions.
Public hearings are important to this process. It is the
concern of the writer that official public hearings are held
a bit late in the interacting process of budget preparation.
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A document with such an immense impact upon the lives of so
many, deserves their formal input before it reaches a stage
12
where it is all but adopted.
The eighth and final stage of the process is the
execution of the budget. It has been defined by Moak and
Killian as having four basic functions:
(1) To provide for an orderly manner in which the
approved objectives for the budget year to be
achieved;
(2) To assure that no commitment or expenditures are
undertaken, except in pursuit of authorizations
properly made;
(3) To husband the resources of the City which are
not legitimately required to achieve approved
objectives for the budget year;
(4) To provide for suitable accounting, at appropriate
intervals, of the manner which stewardship over
entrusted resources has been discharged.
Following the legal aspects of the budgetary process,
management takes over. It is now the responsibility of the
designated fiscal manager to make allotments at specified
intervals, insuring accounting controls (making sure each
dollar is spent within fiscal limits), and operating
^^Aronson and Schwartz, Management Policies in Local
Government Finance, pp. 75-83.
^^Moak and Killian, A Manual of Techniques for Prep¬
aration, Consideration, Adoption, and Administration of
Operating Budgets, p. 279.
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management controls (total and accurate dissemination of
management information and policies, down to the front line
supervisors)
The above information has been a condensation of
elements involved in the public budgeting process. Hope¬
fully, it has presented a vivid enough picture to fully
comprehend the remainder of this study. With the afore¬
mentioned information in mind, a look can be taken into the
process of information flow and concentration of power with¬
in the Department of Finance in the City of Atlanta.
^^Aronson and Schwartz, Management Policies in Local
Government Finance, pp. 86-87.
CHAPTER III
AN ANALYSIS OF THE CONCENTRATION OF
POWER AND ITS IMPACT UPON THE
BUDGETARY PROCESS
The control and maintenance of information sources
has been a viable source of power, both on an individual and
group basis. It has been a repeated source of controversy
at nearly every level of public service. The flow of infor¬
mation within an organization is of particular interest here
for it provides a mechanism of discussion beneficial to the
reader's knowledge of smooth, as well as inhibitory systems
of information flow. Information can be disseminated
throughout an organization to the advantage of those who con¬
trol information or it can be done for the total benefit of
the agency. This concept of dispersing and utilizing infor¬
mation within an organization is addressed by Ronald G.
Havelock in Planning for Innovation. Havelock acknowledges
leadership behavior as one of the primary inhibitors of, and
contributors to effective information flow throughout
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organizations. As a contributor to information flow, leader¬
ship is utilized to integrate the objectives of the organi¬
zation with the needs and goals of those it serves.^ This
can easily be applied to the Department of Finance and the
facilitating role in spreading financial and budgetary in¬
formation throughout city government. It is responsible for
reporting to both the executive and legislative branches of
city government. In this respect, the Finance Department
may serve as either an inhibitor or contributor to
information flow. (Havelock's model of information flow
within an organization is shown in Appendix B.)
The Finance Department of the City of Atlanta is
presently charged with niimerous responsibilities, according
to the Reorganization Ordinance. Some of these responsi¬
bilities overlap into areas that might easily be handled by
some other department. For example, the Finance Department,
in actuality, carries out many of the budget responsibilities
that may easily be undertaken by the Department of Budget
and Planning. The Department of Finance is also strongly
involved in the decision-making processes of other
^Ronald G. Havelock, Planning for Innovation (Ann
Arbor, Mich.: Institute for Social Research, 1973)pp. 6-26
through 6-27.
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departments, such as Aviation, where it inordinately controls
a major share of the decisions of the Department of Aviation,
though not directly mandated under its expressed duties and
responsibilities, as prescribed by law.
The prime problem exemplified here is the concentrat¬
ing of enormous amounts of power and control within the hands
of one individual and his department. This is most vividly
portrayed through the peculiar position of the Finance De¬
partment regarding its dual reporting role. The Department
of Finance and its commissioner are charged with the respon¬
sibility of reporting (as a prime information source) to
both the Mayor and the City Council. This, in itself, is a
great potential source of power and control. The information
channeled to the Council and the Mayor by the Department of
Finance should be the same. This factor could serve to the
advantage or disadvantage of each of these groups. If vital
information is withheld from either the Mayor and his staff
or the City Council, it works to the disadvantage of one or
the other. With the budget being the most important public
policy decision made during a fiscal year, it is essential
that all information is channeled to each group equally.
Since it is virtually impossible to serve two
masters, the Finance Department, headed by its commissioner.
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is logically serving in a more profound manner, one of these
groups. The executive and legislative branches of City
Government may tend to utilize the same data in different
ways. For example, the legislative branch is traditionally
more conservative, specifically regarding its fiscal respon¬
sibilities. It may thus use the same data supplied to it by
the Finance Department in a much different vein than would
the executive. But, the incumbent Commissioner of Finance,
over the years, has amassed supporters among the Council,
and therefore, wields an administrative power base unlike
any other position of this type in Atlanta City Government.
This, obviously would cause friction between the Department
of Finance and the Office of the Mayor.
By virtue of the fact that the commissioner has
aligned both formal and informal power bases, within and
without City Government, it is not likely that he will be
ignored by the City's chief executive. The business com¬
munity (via the Chamber of Commerce) and the City Council
are two viable sources of power certainly with which to be
reckoned. And, it is not likely that the Mayor will choose
to deliberately antagonize either of these groups. To
briefly show some evidence of this, the Mayor's Reorgani¬
zation Task Force issued an extensive study in which it
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recoitimended that some of the duties and responsibilities now
handled by the Finance Department be removed, thus weakening
the concentration of power and control of information now
exercised by the Department of Finance. It was immediately
endorsed by the Mayor. The Council disapproved, and on
November 5, 1976, the Mayor released a press statement (con¬
tained in Appendix C) in which he recommended that the pro¬
posed reorganization plan placed before the Council be
2
delayed pending further study. This is clearly evidence of
the type of alignments of power possessed by the Commissioner
of Finance.
There is no specific and definitive rationale for
the organizational power play as it exists in Atlanta City
Government, except for that of attempts on the parts of
special interest groups who have gained access to key persons
with administrative positions in Atlanta City Government to
use this alliance to serve their own interests, only to the
disadvantage of the citizenry as a whole. For management
and administration have become so deeply embedded in polit¬
ical power play that they give the effect of placing their
obligations to best serve the citizenry, second to those of
2
Maynard Jackson, News Release (Atlanta: November 5,
1976) .
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politics. This is frequently the case with both elected and
appointed officials. Administrators are trusted with the
duty of providing a smooth, efficient, and representative
governmental structure to the citizens of Atlanta.
The proposed reorganization plan for Atlanta City
Government cites a number of weaknesses under the present
structure of the Department of Finance. These combined
weaknesses form one strong argument in favor of the reorga¬
nization of the Department of Finance. First of all, it
would lessen many of the responsibilities placed upon the
Finance Department and delegate them evenly among other de¬
partments . Second, it would eliminate this dual reporting
role served by Finance, thus curtailing the split loyalty
problem it faces. And, finally it would totally breakdown
this immense concentration of power within the Department of
Finance, as it is now exercised by the incumbent commissioner.
The solution here is to reduce this excessive amount of
power and control as concentrated in the Department of
Finance, by evenly dispersing these responsibilities for
local government management to the other departments in City
Government, thus relinquishing this build-up in power. By
removing a degree of power, one in turn deletes a certain
degree of friction among administrators, and each can set
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about the business of operating a refined and efficient or¬
ganization .
The recommendations made by the Atlanta Reorgani¬
zation Task Force Phase II should be adopted and implemented
by the City of Atlanta. This would be a first and major
step toward diluting the concentration of power that now
exists within the Department of Finance. Under this proposed
reorganization plan, the Department of Finance would be
responsible only for those duties and responsibilities out¬
lined by law, and so would be the case for each department
of City Government. And, with the elimination of duplication
of functions within City Government and the actual existence
of a strong mayoral form of government, elected and appointed
officials could begin to exert efforts to provide a smooth,
efficient, and representative government for the citizens of
Atlanta.
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BIAYCB MAYNARD JACKSOI TCDAY PROPOSED AN ALIERNATIYE PROCESS AND A
NBV TBIETABLE FOR CITY COUNCIL REVIB? OF THE PROPOSED PLAN OF RBORa4NIZATION -
PHASE II.
IN A LETTER TO THE MEMBERS OF THE CITY COUNCIL, THE MAYOR NOTED THAT.
MANY MBBERS OF THE CITY COUNCIL HAVE EXPRESSED TO HBI THEIR DEEP CONCERN THAT
THE SIXTY (60) DAYS PROVIDED BY THE CHARTER FCB LEGISLATIVE REVIBV IS AN
INSmnCIENT TIME PERIOD FOR THORa^ LEGISLATIVE REVIBf OF SO IMPORTANT A
MATTER.
MAYOR JACKSOT TOLD MEMBERS OF CITY COUNCIL IN HIS LETTER THAT,
"WHILE I AM OOSWINCED THAT THE PROPOSED PLAN OF RBORaANIZATION IS A SOUND ONE
FOR IMPROVING THE ABILITY OF THE CITY OF ATLANTA TO DO ITS JOB, I RECOGNIZE THE
NEED FOR JOINT EXECOTIVE AND LEGISLATIVE COSENSUS ON THIS MATTER. THEREFORE, IN
A SPIRIT OF OOCPERATICN, I HEREBY WITHDRAW MY EXECLTIVE ORDER OF SEPTE^^ER 20, .
1976, .AND REOaVLEND THAT THE ATTACHED ORDINANCE ^VHICH WAS THANS^^TTED TO CITY
Adi/e<iel
COUNCIL .BE AT THE NEXT REGULARLY SCHEDULED MEETING OF THE CITY COUNCIL
SO that I MY BEGIN TO WORK BaEDIATELY WITH MEMBERS OF CITY OOL’NCIL TO REVIEW
THE PLAN, SATISFY OBJECTIONS ANT) DEVELOP AND FINALIZE A REVISED PLAN OF REORGANI-
ZAIICSi WHICH CAN BE INIECBATED EFFECTIVELY LNTO THE 1977 BUDGET. ”
IN 'ms LETTER, THE MAYOR PROPOSED THAT A SPECLAL TASK FORCE OF THE
CITY COUNCIL BE ESTABLISHED, CO.IPOSED OF THE CH.AIRPERSCNS OF EACH STANDING
CmCTTEE OF THE COUNCIL AND THE CITY OaNCIL PRESIDENT, TO BEGIN IMMEDIATELY
TO T'CRK WITH THE MAYOR'S SPECIAL MANAGEMENT TEA:;1 CN THE PROPOSED PLAN OF REORGANI-
ZATIa^^. THE MYOR ADDITIONALLY SUGGESTED A TIMETABLE WHICH WOULD ALLOW FOR THE
REVISED REORGANIZATION PLAN TO BE SURMITTED TO COUNCIL QN DECBBER 6, 1973
For nore information, contact:
